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The land use planning, management, and control area is
concerned with planning for the use of lands, regardless cf
ownership, and fostering better managesent of the Nation's land
and related resources. It is a complex and highly ccAtrcversial
subject involving population and econoic grouth; multiple use
of land and resources; controversies over tradeoffs etween
competing land uses; individual aspirations and rights versus
the public good; and Federal, State, and local government rights
and responsibilities. Six land use plannirg, management, and
control issues are designated for priority attention within the
next two years. These six issues are: (1) Is there a need for
new Federal initiatives to plan for land use on a more
comprehensive basis? (2) Are federally owned and supported lands
beinq effectively managed and is proFer consideration being
given to competing resource needs such as timber pr¢,ductio,
watershed protection, aesthetics, and fish and wildlife? (3) how
effective are Federal programs designed t promote the
development, rehabilitation, conservation, and preservation of
nonpublic lands and related resources? () re Federal programs
effective in meeting shortages of outdoor recreation near urban
areas? (5) re ederally owled and federally supported
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recreation areas being properly developed, anaged, and
maintained? and (6) Will land use planning and management
activities provide a satisfactory balance between development
and preervation of Alaskan lands? Several other issues hich
need to be cnsidered, but hi'ch have lower priority, are also
discussed. (SC)



FOREWORD

Perhaps no other country on this earth has been, or is,
as fortunate as the United States. Blessed with a large
area, a favorable climate and fertile soil, an abundance of
natural resources, an industrious people, and a government
more responsive than most to the wants and needs of its
people, the United States has achieved a position of a highly
developed nation unparalled in history. For the most part,
this has been achieved through private initiative and a
reliance on economic considerations to allocate resources.

However, our traditional approaches to achieving
progress and allocating resources have often resulted in
widespread abuse and waste. Air, water, and noise pollution;
massive urban sprawl; the loss of valuable wetlands and
marshes; soil erosion caused by overgrazing and indiscrim-
iriate logging; unrestored strip mined areas; and the des-
truction of historic, cultural, aesthetic, and recreational
sites are only a few of the legacies of out traditional
approaches.

An expanding population and economy needs lands and
resources. However, how we decide to use our land and
resources to meet these needs will determine whether our
children and grandchildren will enjoy the same economic and
social well-being that we enjoy. To insure that they re-
ceive this legacy, proper land use planning, management, and
control will be necessary.

Therefore, as part f GAO's continuing reassessment of
areas of national concern and interest and as an aid to focus
our work efforts, we have identified problems and issues
within the land use planning, management, and control area
meritiIng attention. Questions regarding the study should be
directed to Bill Martino, Land Use Coordinator, 275-5834.

Director,
Community and Economic

Development Division
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CHAPTER 1

OVERVIEW OF THE LAND USE PLANNING, MANAGiMENT, AND CONTROL
AREA

Man is a land animal. Although about 70 percent of the
earth's surface is covered by water, it has been on the land
that man has survived and prospered. For the most part, it
has been land which has provided the resources by which man
has fed, clothed, and sheltered himself.

In recent years, an awareness that land and its resources
are limited and subject to deterioration or dissipation has
led to a growing concern over how land is being used and how
it should be used in the future. This concern has led to the
recognition that, to protect the vital resources and the well
being of all who depend on them, there should be orderly plan-
ning and some degree of control over land use.

DEFINITION AND SCOPE OF THE AREA

The land use planning, management, and control area is
concerned with planning for the use of lands, regardless of
ownership, and fostering better management of the nation's
land and related resources.

Land use planning includes those activities which are
directed to (1) determining the future use of Federal lands,
(2) encouraging and assisting State, regional, and local gov-
erimental and special use jurisdictions in planning for the
use of lands within their jurisdictions, and (3) planning
for functional activities--such as housing, transportation,
recreation, and water and sewer systems--which have signi-
ficant impact on the future use of land r related resources
and which are accomplished with Federal assistance.

Land management and control are concerned with the actual
policies, practices and procedures used in the management and
control of land and related resources, including agriculture,
forestry, fish and wildlife, recreation, mining, minerals,
grazing, watershed, urban and rural development, transporta-
tion, and Alaskan lands activities. Much of the emphasis in
this area is directed to Federal lands, but the Federal pro-
grams and activities designed to aid, encourage, and promote
flood land management practices for non-Federal lands are also
of great importance..

The lani use planning, management, and control area
cannot be looked upon as an entity unto itself; nor can it
be viewed as an area of only Federal involvement, The
entire area is pervasive and is interrelated with other
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areas. In addition, many State and local activities have
a definite impact on the area and must be considered when
programming assignments.

PERSPECTIVE ON LAND USE

Land use planning, management, and control is a complex
and highly controversial subject. It involves population and
economic growth, multiple use of land and resources, contro-
versies over tradeoffs between competing land uses, individual
aspirations and rights versus the public good, and Federal,
State, and local government rights and responsibilities.

Population and Economic Growth

In 1790, when the first national census was taken, the
population of the United States was four million. Only five
percent of the 1790 population lived in urban areas. Of the
95 percent living in rural areas, 85 percent lived on farms.

In the intervening years between 1790 and the present,
the United States grew from farm to small town to city to
metropolis. Today the population of the United States is
nearly 220 million, of which about 80 percent lives and works
in urban areas. A highly industrialized economy has resulted
and the average family income is over $16,000 annually.

There are many factors which have contributed to the
dramatic growth of the United States, but two of the more
important factors have been an abundance of land and natural
resources and a historical philosophy which held that nature,
particularly land and land based resources, had to be con-
qucred. Land was viewed as a commodity to be bought, sold,
anC exploited.

Growth has not, however, been without cost. As popula-
tion, employment, and shopping centers have moved to the
suburbs, the cities have faced the problems of inadequate
housing, transportation, public facilities, open space, as
well as air, water and noise pollution, a declining tax base,
and a concentration of minorities, poor, and the elderly.
At the same time the move to the suburbs has consumed large
areas of farmland, forests, streams, wetlands, and open space.
In addition, the suburbs face the problems of uncontrolled
development patterns, poor transportation to employment
areas, and high costs for water, sewer, utilities, schools,
and police and fire protection.
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Rural areas have also paid a price for growth and urbani-
zation. Farming methods have been highly mechanized and em-
ployment opportunities in other industries such as fishing,
mining, and forestry have declined. As people migrate from
rural areas, and tax bases decrease, public services decline
and housing becomes substandard. In 1970, more rural families
(13.8 percent) than urban families (7.9 percent) were below
the poverty level.

Individual aspirations and rights
versus the public good

Many people immigrated to the United States because they
were not allowed to own land in the countries of their birth.
The ability to own land in this country offered 'inm not only
freedom, but also the hope for a better life. Over a period
of time, the concept of "my land is mine to do with as I wish"
became very much a part of the American ethic. This concept
has been further reinforced by the Fifth Amendment to the
Constitution which provides that:

'No person shall***be deprived of life, liberty
or property, without due process of law; nor
shall private property be taken for public u:se
without just compensation."

Americans have always had some restrictions placed on
the manner in which they can use their property, but in
recent years there has been a trend toward even greater public
control over land use. Advocates of strong public controls
argue that, in some cases, the public good transcends ti.e
private right to buy and sell property and that development
of property is as much a privilege as a right.

The "taking" issue thus centers on the extent to which
government can limit the use of private property. This issue
has largely been left to the courts to decide on a case by
case basis and the debate continues to evoke emotional
responses.

Federal, State, and local government
rights and responsibilities

The Federal Government's attitude toward land use plan-
ning has traditionally been to leave it to State or local
government or private enterprise. To a large extent, State
governments also adopted the same attitude and most planning
and control activities were delegated to local governments.
Local governments controlled the use of land primarily through
zoning and subdivision regulations.
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In recent years, however, all levels of government have
become aware that many land use decisions have impacts which
are of greater than local concern. The Federal Government's
interest in land use has been revived because of problems
such as energy development and air and water pollution which
transcend State boundaries. State governments argue that
Federal involvement in many land use decisions is an infringe-
ment on States' rights and that land use roblems are more
easily solved at the State level. At the same time, local
governments jealously guard their traditional powers of land
use control and argue that the vast majority of land use
decisions concern only the localities and are best handled
at that level.

THE FEDERAL ROLE

Despite its attitude toward land use planning, the
Federal Government has been involved, to some extent, in
land use matters from the very beginning of the nation.
This involvement has been both direct and indirect and has
been a powerful influence n sharing land use patterns.

At one time or another, about 80 percent of the 2.3
billion acres of land in the United States became the
property of the Federal Government through purchase, annexa-
tion, or seizure. Over the years, however, title to about
1.1 billion acres has been transferred to individuals, busi-
nesses, and non-Federal Governments. About 298 million acres
were removed from Federal ownership under the homestead and
desert lands acts and another 328 million acres were granted
to the States for public school, transportation, and general
economic development purposes. Millions more acres were
granted to railroads to encourage the development of the
frontier. Much of the land transferred from Federal owner-
ship was granted free of charge or for a minimal fee.

Today, the Federal Government owns about 760 million
acres of land, or about one-third of the nation's land re-
sources. This land provides many resources essential to the
economy and health of the nation, including energy fuels and
other minerals, timber, rangeland, water, fish and wildlife,
recreation and areas of scenic beauty.

About 60 percent of the Federal land is administered by
the Bureau of Land Management, Department of the Interior,
and about 4 percent by the Forest Service, Department of
Agriculture. A summary of the acreage under the jurisdiction
of the major Federal land management agencies a of June 30,
1975, is as follows:
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Thousands of acres

Bureau of Land Management 470,174
Fish and Wildlife Service 30,281
National Park Service 25,048
Other Interior agencies 12,555
Forest Service 187,508
Department of Defense 30,761
Other agencies 4,052

Total 760,415

Of the above acreage, about 352 million acres are in Alaska
and 350 million in the 11 western States. The remaining 58
million acres are scattered throughout the country. The map
on the following page show Federal land distribution through-
out the United States.

In addition to the Federal responsibility for public
lands, Federal programs for providing housing, highways, air-
ports, mass transit, sewers and water, environmental protec-
tion, open space, agricultural subsidies, water resource
projects and the like affect land use by State and lcal gov-
ernments as well as by private owners and involve land use
activities that must recognize these diverse interests.

With respect to the management of ederal lands, the
principal agencies re the Departments of the Interior,
Agriculture, and Defense. Estimates ot fiscal year 1978
costs of managing Federal lands obtained from the various
major land management agencies arc as follows:

Department of the Interior

National Park Service $ 548,037,000
Bureau of Land Management 347,005,000
Fish and Wildlife Service 97,548,000
Bureau of Reclamation 56,000,000

$1,048,590,000

Department of Agriculture

Forest Service $ 758,858,000

Department of Defense

Corps of Engineers (Civil
Works) $ 28,576,700

Total $1,836,024,700
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Information n other Defense Department expenditures for land
management activities is not readily available.

For programs which provide assistance in planning for thefuture use of non-Federal land and related resources or whichhave significant land use impacts, the principal agencies
include:

-- Department of Agriculture
--Department of Commerce
--Department of Housing and Urban Development
-- Department of the Interior
-- Department of Transportation
--Environmental Protection Agency

Appendix I contains a more detailed listing of the agen-cies and programs and activities which impact on the land useplanning, management, and control area.

LONG RANGE OUTLOOK

An expanding population and economy demand land and
related resources and, in terms of sheer quantity, the UnitedStates possesses a very comfortable supply. The problems and
controversies arise with respect to the quality of the land
and how it is used and controlled.

Growth and urbanization are not expected to stop in thenear future. By the yeer 2000, the nation's population isexpected to expand by a minimum of 40 million and five-sixthsof the people are expected to live in urban areas. The annual
average family income is expected to exceed $21,000 and percapita consumption expenditures are expected to double.

As our population increases and increased demands aremade on the land for such things as more housing, extraction
of energy fuels and other minerals, and additional recreation,
greater conflicts will arise in terms of the desire to pre-serve open space versus development of land-related resources.
This preservation-versus-development conflict is currently avery important issue in the tate of Alaska.

The impact of this growth on land use will be significant.The Commission on Population Growth and the American Future
projects that by the year 2000, 20 million more acres of landwill be urbanized and much farm and rural land near citieswill disappear. If food production is to be increased to keeppace with our expanding population and provide surpluses to
meet world demands, we may find that, unless production be-
comes more efficient and/or waste is reduced, ne: agriculturalland will be needed. Where will this new land be? Will
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valuable fish and wildlife producing wetlands be drained; willforests be cleared; or will recreation lands be plowed under?

Depending on future developments affecting the use of
lands currently in agricultural production, there may be aneea for the Federal Government to take a more active role
to attempt to assure that agricultural land is retained for
agricultural production and not diverted to other uses.

There may also be a change in the Federal recreation
role in the offing. Increased pressure is building up toget the Federal Government more heavily involved in support-
ing close-to-home recreational opportunities in contrast to
its traditional role of providing outdoor recreation in moreremote areas such as the National parks.

Also, we understand that, in the next 5 years, the Fed-eral Governmen: will spend about $1.6 billion to acquire
land for parks and other recreation areas. It is important
for GAO to continue to evaluate alternative and less costly
ways of providing recreational opportunities, including the
need for such continued large and expensive land acquisition
programs.

Because of forecasts of future timber shortages, we see
a continuing need for GAO to encourage higher timber pro-
duction in the National forests while still maintaining
compatibility with other forest uses. We also need to under-
take initiatives to encourage increases in timber production
on non-Federal lands.

If a reliance on foreign energy sources is to be
decreased, development of the vast western energy sources
will be necessary. However the lands containing these re-
sources are also valuable for food production, recreation,
wildlife, and watershed purposes. Which lands should be
protected or reserved for other purposes and which developed
for energy? What should be the reclamation requirements for
those lands which are mined? How are the social impacts and
growth from energy development to be dealt with?
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In the future, difficult and controversial decisions
will need to be made to balance the many diverse needs and
demands placed on land. According to Resources for the
Future, by the year 2000 f present trends continue, demand
for lands for all uses--crop land, forest, grazing, recrea-
tion, and urban uses--will add up to 50 million more acres
than the country currently has.

As a result of these demands, an issue which may take
on increased prominence is regulation of the use of non-
public lands. It is possible that at some future time, the
Congress will enact some form of national land use planning
legislation. In the meantime, however, legislation regulat-
ing certain aspects of nonpublic land use is being enacted;
e.g., the recently enacted coastal zone management and sur-
face mining reclamation and control laws. We will have to
monitor the trend to enact land use laws on a piecemeal
basis and be alert for areas needing GAO attention.

It may well be that additional issues will be identified
in the future that will have to be added to our list of
matters for consideration over the long term.

MAJOR LEGISLATION IMPACTING
ON THE AREA

Thousands of individual pieces of legislation impact on
the land use planning, management, and control area. Until
recently, the Bureau of Land Management alone operated under
3,500 different and frequently conflicting laws, hundreds of
court decisions, and thousands of administrative precedents.
Appendix II contains a listing of significant legislation
impacting on the area. Recent major legislative initiatives
directly related to the land use area are discussed below.
Other legislation which impacts on the area in a more in-
direct manner are such things as the EPA air and water legis-
lation and the various laws relating to highways.

Land use planning assistance program

Two similar bills (S. 984 and H.R. 3510) were introduced
in the 94th Congress to establish a voluntary system of Fed-
eral grants to assist States in developing and implementing
land resource and planning programs. Although the bills dif-
fered in some matters, both would have required participating
States to develop land use programs which included a statement
of policies defining the States' role in land use decisions
and procedures for planning or regulating key facilities,
large scale subdivisions, developments of regional impact,

- 9 -



and areas of critical State concern. The State program was
also to include policies and procedures to promote continued
use and productivity of prime food and fiber producing lands,
and policies and procedures to encourage land use patterns
designed to conserve energy. H.R. 3510 also required Federal
public land agencies to develop and maintain land use plans
for areas under their jurisdiction.

Hearings were held on S. 984 in April and May 1975, but
no further action was taken. Hearings on H.R. 3510 wee held
in March and April 1975. On July 15, 1975, the House Interior
Committee voted not to report H.R. 3510 by a vote of 23-19.
Similar legislation was passed by the Senate in 1973 and 1974,
but failed to pass the House both years.

Coastal Zone Management Act Amendments

The Coastal Zone Management Act of 1972 (P.L. 92-583)
provides for development of a nat onal program to manage and
protect the land and water resources of the coastal zones and
authorizes Federal grants to the States to help them in man-
aging their coastal zones. P.L. 94-370, approved on July 26,
1976, amended the 1972 Act to authorize a $1.2 billion coastal
energy impact program ($800 million in loan and bond guarantee
authority and $400 million in direct grants) of Federal aid
to coastal States to assist in dealing with the effects of
offshore gas and oil development. Loans and guarantees are
authorized to aid in providing new or improved public facil-
ities or services needed as a result of coastal energy activ-
ity. Grants are authorized to (1) retire State and local
bonds which had been federally guaranteed under the co.stal
energy impact program, (2) prevent or ameliorate any avoid-
able loss, as a result of coastal energy activity, of valuable
environmental or recreational resources in the coastal zone,
and (3) provide new or improved public facilities required as
a direct result of new or expanded OCS energy activity. Other
provisions of the Act increase the Federal share of costs of
completion and initial implementation of State coastal zone
plans, increase the authorization for development and imple-
mentation grants and extend the time frame for initial State
planning efforts.

Surface mining reclamation

The new Office of Surface Mining Reclamation and Enforce-
ment was established in 1977. Its two program goals are to
prevent the permanent degradation of land due to surface min-
ing of coal, and to reclaim land previously damaged by such
mining. Total outlays are estimated o be $48 million in 1978
and $70 million in 1979.
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The first goal will be accomplished through the develop-
ment and enforcement of regulations that set standards for sur-
face mining of coal. The program is designed to have States
assume this responsibility for enforcement. As an incentive
for States to assume this responsibility, the 1979 budget
proposes that the Federal Government provide several types
of aid, including grants and technical assistance. The Office
will have an oversight role in those States that assume regu-
latory responsibility, and will have full responsibility for
enforcement in States that do not exercise this option.

With regard to the second goal, top priority will be
given to developing an inventory of lands requiring reclama-
tion to ensure that the most urgent problems are addressed
first. The 1979 budget requests $71 million to conduct such
an inventory and to begin projects that remedy the most
serious reclamation problems.

Federal Land Policy and Management
Act (BLM, Organic Act)

On October 21, 1976, the President signed the Federal
Land Policy and Management Act (P.L. 94-579), which for the
first time set forth in a single statute the authority for
the management of the more than 450 million acres of public
lands administered by the Department of the Interior through
the Bureau of Land K_..agement. The Act, among other things

-- Authorizes the Secretary of the Interior to manage
the public lands in accord with the principles of
multiple use and sustained yield; to allow their
use by persons holding permits, leases or licenses
from the Federal Government, and to regulate that
use in a variety of ways including ensuring the
observance of environmental rules;

-- Requires the Secretary to develop comprehensive
land use plans for the public lands, to maintain
an up-to-date inventory of the lands and their
resources, to identify areas with potential
for wilderness status, and to conduct mineral
surveys of such areas before recommending that
they be included in the wilderness system;

-- Earmarks 50 percent of the receipts from grazing
fees for improving Federal rangelands and requires
that most grazing permits be for 10 year terms and
2 years' notice be given for cancellation except
in case of emergency.
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-- Amends the Mineral Leasing Act of 1920 to increase
to 50 percent from 37.5 percent the States' share
of mneral leasing revenues; reduces to 40 percent
from 52.5 percent he amount of revenues paid into
the funds for reclamation of Federal lands where
minerals are being ext:acted; and authorizes the
use of the full State share of these revenues for
whatever public facilities and services are needed;

-- Requires the Secretary to prepare and begin imple-
mentation, by June 30, 1979, of a comprehensive
lonc,-range plan for the management, use and protec-
tion of the pu'lic lands within the California
desert area, authorizing $40 million for this
purpose;

-- Prcvides Congress with larger role in public land
management decisions, icluding allowing Congres-
sional review and veto of executive decisions to
sell tracts of public land totalling more than
2,500 acres or to withdraw from mining, grazing,
or timLbr production tracts of public land totalling
5,000 acres or more; and

-- Directs the Secretaries of Agriculture and the
Interior to conduct a study to determine the value
of grazing on public lands.

National Forest Management Act of 1976

The National Forest Management Act of 1976 (P.L. 94-588)
was signed by the President on October 22, 1976. The Act isdesigned to amend and strengthen the Forest and RangelandRenewable Resources Planning Act of 1974, which provides for
protection and development of national forest lands throughformulation of a long-range forestry policy and making
renewable resource assessments, expanded resource surveys and
annual progress reports. The law also eliminates restric-
tions imposed by the courts in recent rulings on clear cutting
of timber in the National Forests and sets legislative pre-
scriptions for forestry management. More specifically, theAct, among other things

-- Repeals language in the Organic Act of 1897
which courts had interpreted as prohibiting
the Forest Service from selling timber in
certain national forests;
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-- Provides ht timber harvests can be conducted
only where irreversible damage t soil, slope
and watershed will not occur; lands can be
restocked within 5 years; water bodies will
remain protected; and the harvesting system
used is not chosen primarily for economic
reasons;

-- Permits clear cutting if it would be the optimum
method under the land management plan; a com-
prehensive interdisciplinary review had been
made; such cuts are blended with the terrain;
and the cutting areas meet guideline standards;

--Provides for public participation in the develop-
ment, review and revision of land management
plans; and

-- Requires the Forest Service to rebate 25 percent
of the total income from timber sales to States
and counties where national forest lands are
located.

CONGRESSIONAL COMMITTEES AND SUBCOMMITTEES

There are 62 congressional committees and subcommittees
wnich have responsibilities related to the land use planning,
management, and control issue area. TheF- committees are
listed in appendix III.

OTHER ORGANIZATIONS CONCERNED
WITH THE AREA

A variety of private, and public interest organizations
are concerned with land use planning, management, and control
matters. Many of these organizations have active programs
concerning land use. Appendix IV contains a listing of such
organizations.
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CHAPTER 2

LAND USE PLANNING, MANAGEMENT r AND CONTROL ISSUES

The following issues were identified as meriting
attention within the next 2 years.

*1. Is there a need for new Federal initiatives to
plan for land use on a more -mprehensive basis?

*2. Are federally owned and supported lands being
effectively managed and is proper consideration
being given to competing resource needs such as
timber production, watershed protection,
aesthetics, and fish and wildlife?

*3. How effective are Federal programs designed to
promote the development, rehabilitation, conser-
vation, and preservation of nonpublic lands and
related resoLrces?

*4. Are Federal programs effective in meeting short-
ages of outdoor recreation near urban areas?

*5. Are federally owned and federally supported
recreation areas being properly developed,
managed, and maintained?

*6. Will land use planning and management activities
provide a satisfactory balance between develop-
ment and preservation of Alaskan lands?

7. How can land use planning assist in solving
environmental problems?

8. How can urban land use planning be made more
effective?

9. How can Federal land occupancy use and trespass
and disputed title problems be resolved?

*Designated for priority attention.
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